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Services Administration and other interested parties.
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Executive Summary

Y
Purpose

Public Law 99-272, The Consolidated Omnibus Budget Reconciliation
Act of 19856, requires federal agencies to take several actions to improve
the management of motor vehicles and to reduce agencies’ costs. The act
also requires GAO to report on how agencies have complied with the
law’s requirements. Federal agencies affected by the act spent about
$915 million to acquire, lease, maintain, and dispose of motor vehicles in

fiscal year 1985.

The act assigns various responsibilities to the Administrator of the Gen-
eral Services Administration (GSA), the heads of certain executive agen-
cies having 300 or more motor vehicles, the Director of the Office of
Management and Budget (0MB), and Gao. The act requires GAO and OMB to
assist Gsa in developing the requirements for motor vehicle data collec-
tion systems. GSA and the other affected executive agencies are required
to establish motor vehicle data collection systems based upon the above
requirements and to select the least costly method of managing the fed-
eral motor vehicle fleet. The act requires the President to establish goals
for agencies to reduce motor vehicle expenditures by $150 million by
fiscal year 1988. It also requires agencies to improve the overall effi-

ciency of the government’s motor vehicle fleet.

The act requires federal agencies to use the data collection systems to
record motor vehicle costs and report those costs to Congress for their
appropriation requests for fiscal year 1988 and each succeeding year.
To determine the least costly method of managing the federal motor
vehicle fleet, the act requires agencies to compare their costs of opera-
tion to the cost of GsA’s Interagency Fleet Management System, the cost
of a qualified fleet management contractor, and any other method less
costly to the government.

All 20 agencies affected by the act have made some progress toward
meeting its requirements; however, some significant requirements have
not yet been implemented. GsA is in the process of updating the guidance
agencies need to develop data collection systems; consequently, most
agencies have not taken actions to meet this requirement.

The law does not specify a method for compiling cost data or conducting

the cost comparison studies. Although a few of the executive agencies
have started their cost comparison studies, most have not.
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Executive Summary

Agencies have made progress in reducing the cost of the federal motor
vehicle fleet, and GSA has taken actions intended to improve the effi-
ciency of the fleet. Together, agencies have reported actual and esti-
mated motor vehicle budget outlay reductions which exceed the $150
million goal. GSA has reported actions designed to improve the efficiency
of the motor vehicle disposal process.

GAO’s Analysis

GAO reviewed 20 agencies’ plans and completed actions to develop motor
vehicle data collection systems. Most of the agencies are waiting for Gsa
to update its guidelines, which are to be used to develop data collection
systems. Most of the agencies plan to modify their existing systems or
create new data collection systems; however, a small number of agencies
plan to use their current systems in establishing a motor vehicle data
collection system because they believe their systems will have the capa-
bility of satisfying data collection system requirements once they have
been developed by Gsa. (See pp. 21 to 24.)

Most agencies expressed some uncertainty about the methodology to use
for their cost studies. The law does not state that agencies must use any
specific cost study methodology. While Gsa has provided temporary
guidance, most of the agencies are waiting for Gsa to issue final guidance
before doing their cost comparison studies. However, the Departments
of Defense, Agriculture, Energy, Health and Human Services, and State
have started their studies. (See pp. 24 to 28.)

For 1986 and 1987, agencies reported motor vehicle outlay reductions
which totaled $166 million, or $16 million more than the $150 million
goal. (See pp. 29 to 32.) GSA also reported savings in vehicle fleet opera-
tions of $11.9 million since fiscal year 1986 through consolidation of
agency-owned motor vehicles. (See pp. 14 to 15.) Recommendations by
GsA and other agencies for improving the vehicle disposal process indi-
cate there will be reduced administrative burden but the recommenda-
tions do not identify any specific cost savings. (See pp. 15t0 17.)

chommendations

This report describes rather than evaluates the actions agencies have
taken to comply with the act and therefore contains no
recommendations.
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Executive Summary

O
‘ GAO obtained official comments orally from GSA, which provided clarifi-
Agency Comments cation and updates to the information included in the report. GAO also
: discussed the contents of the report with officials from the Departments
of Defense, Agriculture, Energy, Justice, and Transportation, whose
vehicle fleets comprise the majority of vehicles affected by the act. All
of these officials concurred with the report.
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Chapter 1

Introduction

Title XV, Subtitle C, of the Consolidated Omnibus Budget Reconciliation
Act of 1985 (Public Law 99-272) contains a number of provisions to
improve the management of federal motor vehicles, control motor vehi-
cle costs, and reduce federal agency budget outlays for motor vehicles.
The act assigns specific responsibilities to the Administrator of the Gen-
eral Services Administration (GsA), the heads of executive agencies that
maintain 300 or more motor vehicles, the Director of the Office of Man-
agement and Budget (oMB), the Comptroller General of the United
States, and the President.

GSA is responsible for issuing regulations to implement the law and for
taking several actions to reduce the cost of the federal motor vehicle
fleet. OMB is required to monitor agency compliance with budget reduc-
tion goals established by the President and to annually summarize
agency statements concerning operation of their motor vehicle fleets.
The Comptroller General and the Director of OMB are to cooperate with
GSA in issuing requirements for establishing motor vehicle data collection
systems. Finally, the Comptroller General is to report on actions taken
by GSA, OMB, and the executive agencies to comply with the law.

Twenty executive agencies with 300 or more vehicles are affected by
the act and are responsible for implementing the act’s major provisions
to:

establish and operate a central system for monitoring motor vehicle
operations and related reporting requirements;

develop systems to collect and analyze all costs associated with operat-
ing, maintaining, acquiring, and disposing of motor vehicles;

justify in each year’s appropriation request why existing and any new
motor vehicle requirements cannot be met through Gsa’s Interagency
Fleet Management System (IFMS) or a private fleet management firm or
any other method less costly to the government; and

conduct a comprehensive study of the costs, benefits, and feasibility of
meeting motor vehicle requirements through Gsa’s IFMs, a private con-
tractor, or any other means less costly to the government.

Finally, the act requires the President to establish goals for agencies to
reduce motor vehicle expenditures by $150 million by fiscal year 1988.

These 20 agencies, which include the Department of Defense (DOD), GSA,
and 18 other civilian agencies, spent about $915 million in fiscal year
1985 to operate over 340,000 vehicles in the United States and abroad.
The 340,000 vehicles include agency-owned vehicles, commercially-
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leased vehicles, and vehicles rented to other agencies through GsA’s IFMS.
About 150,000 of the vehicles were controlled by pop and about 190,000
by civilian agencies according to Gsa’s Federal Motor Vehicle Fleet
Report For Fiscal Year 1986.

To fulfill the requirement that we report on actions taken to implement
the act, we reviewed the actions taken by the 20 executive agencies' and
OMB. We performed the review at OMB and the headquarters of the 20
agencies affected by the act and at field and/or contractor locations of 7
of the 20 agencies. These field and contractor locations were in 3 of GsA’s
10 regions (Regions 5, 7, and 9, headquartered in Chicago, Fort Worth,
and San Francisco, respectively). We selected locations in these regions
because Gsa had conducted or planned to conduct studies in these
regions to determine whether placing an agency’s fleet into GsA’s IFMs
would be less costly to the government than the agency’s continued
operation of the fleet. Agencies in these locations also had a history of
vehicle disposal problems.

We reviewed GsA’s Temporary Regulation G-48, the principal guidance
developed to implement the act, and other guidance and instructions GSA
provided to agencies. We interviewed GSA officials responsible for
formulating the regulation and assisting agencies in implementing it. We
reviewed internal directives, correspondence, orders, and documents
that Gsa and the agencies disseminated to their headquarters and field
organizations regarding implementation. Finally, we met with officials
of the seven agencies with the largest motor vehicle fleets to determine
the problems they encountered in implementing the act and GsA’s tempo-
rary regulation.

We reviewed the report prepared by Gsa to comply with section 156306 of
the act in which Gsa identified locations for possible consolidation of
agencies’ vehicles into GsA’s IFMs and interviewed Gsa officials
responsible for preparing the report and managing GSA’s consolidation
activities. To obtain the views of locations that had recently partici-
pated in GSA consolidation studies, we also interviewed officials at the

IThe executive agencies affected by the act include Defense, Agriculture, the Interior, Energy, Jus-
tice, the Treasury, Transportation, Labor, Health and Human Services, State, Commerce, GSA, Envi-
ronmental Protection Agency (EPA), National Aeronautics and Space Administration (NASA), Office
of Personnel Management (OPM), Veterans Administration (VA), Agency for International Develop-
ment (AID), Peace Corps, Panama Canal Commission, and the United States Information Agency
(USIA).
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Department of Energy’s Lawrence Livermore and Lawrence Berkeley
laboratories in California and Argonne Laboratory in Illinois.

To determine the status of agencies’ actions in developing data collection
systems and preparing cost studies, we asked the 20 agencies to tell us
what actions they have planned for completing the systems and studies,
and which actions they implemented. We interviewed the officials in
each agency responsible for monitoring motor vehicle operations in
order to obtain information on the potential effect of the planned change
of Temporary Regulation G-48. We interviewed OMB and agency budget
officials to obtain information on oMB’s efforts to reduce motor vehicle
budgets. We obtained agencies’ reports of budget reductions but did not
verify whether agencies actually reduced motor vehicle expenditures.

We also determined whether the act requires agencies, when performing
their cost studies, to follow oMB Circular A-76 ‘“Performance of Commer-
cial Activities.” According to Gsa officials, Temporary Regulation G-48
suggests that agencies consider the cost elements set forth in A-76 when
conducting their cost studies.

Finally, we obtained official comments orally from Gsa, which clarified
and updated several facts we had included in the report. We also dis-
cussed the contents of the report with officials from the Departments of
Defense, Agriculture, Energy, Justice, and Transportation whose vehicle
fleets comprise the majority of vehicles affected by the act. All of these
officials concurred with the report.

Our audit work, which was conducted in accordance with generally
accepted government audit standards, was done between February 1987
and July 1987, with certain information updated in December 1987 and
January 1988.
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Chapter 2

Actions GSA Has Taken to Implement the Law

Issuance of the
Temporary Regulation

|
!
|
|
!
|
|
|

GSA has made progress toward fulfilling its responsibilities under Public
Law 99-272. As required, Gsa has issued guidance for agencies to follow
in developing their motor vehicle data collection systems. In addition,
GSA provided guidance to agencies regarding the cost comparison studies
and other provisions. However, this guidance is currently being
changed. GsA has hired two consultants to assist in developing the cost
elements required for the data collection systems and the cost studies.

In addition, Gsa has identified opportunities to reduce the cost of the
federal fleet through the consolidation of agency-owned motor vehicle
fleets into GsA’s 1FMS. Finally, GsA will use the recommendations from an
Interagency Vehicle Disposal Panel to work towards satisfying the law’s
requirement to reduce motor vehicle storage and disposal costs and
improve the rate of return on the sale of motor vehicles.

In August 1986, Gsa issued Federal Property Management Regulation
(FPMR), Temporary Regulation G-48. The temporary regulation sets forth
the policy for compliance with Public Law 99-272 and outlines the
responsibilities of agencies, as well as those of Gsa and oMB. The tempo-
rary regulation reiterates the agencies’ responsibilities as contained in
the law and provides definitions and instructions on how the law should
be implemented.

Attachment B to the temporary regulation defines the cost elements—
categorized as operating, fixed, and overhead costs—that agencies
should include in their data collection systems. According to Gsa officials
these cost elements are based on the costs that Gsa collects from its IFMS
cost system and Civilian Executive Agency Aircraft Information System
and from commercial fleet systems.

GSA’s temporary regulation tells agencies to conduct a comprehensive
and detailed study to compare the cost of the agency’s current motor
vehicle operations with the cost of (1) using IFMs, (2) contracting with a
qualified private fleet management firm or other private contractor, and
(3) using any other means less costly to the government. The temporary
regulation directs agencies to compare the full costs of their motor vehi-
cle fleet to the options noted above, using the cost elements defined in
attachment B of the regulation as the basis for determining costs. Agen-
cies were also told to consider the provisions of oMB’s Circular A-76
“Performance of Commercial Activities,” which sets out the policy for
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comparing private sector performance of a government operated com-
mercial activity to in-house performance of that activity when con-
ducting the cost comparison study. The temporary regulation also told
agencies to consider all agency-owned and leased motor vehicles in their
cost studies, but to exclude 1FMS vehicles or agency vehicles subject to an
interagency consolidation study. Gsa officials said they will study the
IFMS vehicles or ensure they are studied by their customer agencies.

CO(;peration With GAO

Section 156302(b) of Public Law 99-272 instructs GSA to cooperate with
us when preparing the requirements for agencies’ compliance with the
data collection system provision of Public Law 99-272. The require-
ments are to be in conformance with accounting principles and stan-
dards issued by the Comptroller General. In response to a request from
GSA, we provided comments on GSA’s FPMR, Temporary Regulation G-48 in
November 1986. In our comments, we expressed concern that

(1) the temporary regulation did not specifically state, from a cost
accounting perspective, how agencies are to accumulate the cost data
for the law’s reporting requirements based on accrual accounting;

(2) the temporary regulation was not sufficiently specific regarding the
economic assumptions to be considered in the required cost benefit stud-
ies; and

(3) the temporary regulation did not clearly define each cost element in
the regulation’s attachment B and did not explain how cost elements
should be computed for each statutory requirement for obligation, out-
lay, and accrual information.

To remedy these problems, we suggested that Gsa include in the tempo-

rary regulation the methods and procedures agencies should use to col-

lect uniform and comparable cost data. We also suggested that GSA issue
further guidance on the assumptions to be used to promote consistency

and comparability among the agencies’ cost comparison studies.

In several subsequent meetings with Gsa, we discussed our comments
and GsA’s proposed changes to the regulation. GsA agreed with the major-
ity of our suggested changes and said they would be incorporated into
the final regulation.
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Further Action Planned by
GSA

To make the necessary changes to the temporary regulation, GSA hired
two consultants, who according to GsA officials bring private sector
experience to the effort. Contracts were awarded to both consultants on
September 30, 1987. One consultant will develop a cost accounting hand-
book that will define the cost elements for the data collection systems
and the cost studies. The other consultant will develop a statement of
work for agencies to use when conducting their cost studies. Gsa officials
said they will receive the work statement in January 1988 and the hand-
book in February 1988.

The handbook that GSA has contracted for is intended to contain, in out-
line form, a standardized system of cost accounting for federal fleets
that agencies can use as a reference to develop their data collection sys-
tems. The standardized cost accounting system is to have sufficient flex-
ibility to suit the particular circumstances and operating characteristics
of each federal agency without undermining overall system integrity.
GSA’s solicitation for bids for developing the cost accounting handbook
requires that the resulting system be compatible with generally accepted
accounting principles as these apply to federal activities, the GAo Policy
and Procedures Manual for Guidance of Federal Agencies, and the U.S.
Government Standard General Ledger.

The standardized statement of work for federal fleet operations is to be
usable by agencies in conducting their cost studies. The statement is to
be consistent with the requirements of the oMB Circular A-76 “Perform-
ance of Commercial Activities.” GsA has requested that the consultant
produce a statement for each of the basic components of fleet manage-
ment. These are (1) vehicle acquisition, (2) vehicle and maintenance con-
trol, and (3) vehicle disposal. These three statements are to be written
so that any single statement of work or group of statements of work
may serve as the basis for soliciting requests for proposals for each com-
ponent or group of components of fleet management without requiring
alterations in the other statements of work and components.

GsA said that hiring consultants to standardize the cost elements for the
data collection systems and cost studies and to develop the statements
of work will facilitate developing comparable data collection systems
among agencies. It will also provide the additional guidance necessary to
develop the data collection systems and to complete the cost comparison
studies. Gsa officials have met with federal agency fleet managers to dis-
cuss the actions that Gsa is taking. In addition, GsA has arranged meet-
ings between private sector contractors and federal agency fleet
managers, and a meeting with private sector software firms concerning
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Actions GSA Has Taken to Implement
the Law

automated systems that could be used to fulfill the data collection sys-
tem requirements. Gsa officials said these meetings were conducted to
provide information concerning government fleet operations to the pri-
vate sector.

“m
Interagency
Consolidations

'
1

Public Law 99-272 mandates that GsA identify opportunities for the
interagency consolidation of motor vehicles, related equipment, and
facilities. GSA’s authority to do so originates under section 211 of the
Federal Property and Administrative Services Act of 1949, as amended
(40 U.S.C. 491). The 1949 act makes GSA responsible for providing an
economical and efficient system for transportation of government per-
sonnel and property. It authorized GsA to take over the operation of a
motor vehicle fleet once the Administrator determines through an ana-
lytical justification that it is advantageous to the government to do so
after approval from the agency. Gsa carries out this authority through
consolidation of agency fleets into 1FMS.

GSA’S Anticipated
Corjlsolidations for Fiscal
Yegtrs 1986 and 1987

|
I
f
|
I

Section 15306 of the law requires that the Administrator of GSA report
to Congress any findings and recommendations resulting from the iden-
tification of opportunities for consolidation and to take actions the
Administrator considers appropriate in accordance with section 211 of
the Federal Property and Administrative Services Act.

The Administrator reported to Congress on April 27, 1987, that Gsa initi-
ated a b-year consolidation plan at the beginning of fiscal year 1986.
The report says that under this plan, Gsa could place up to 75,000 vehi-
cles from other agencies into IFMS over the next 5 years, if agencies agree
that obtaining vehicles from GsA is the least costly alternative. The
report says that savings of $11.9 million resulted from placing 5,100
agency vehicles into GSA’s IFMS since the beginning of fiscal year 1986.
The report concludes that there are additional opportunities for immedi-
ate cost savings with the continuation of fleet consolidations. The report
identifies 56 agencies’ locations having 16,929 vehicles, which Gsa cites
as representing opportunities for consolidation into its 1FMs during fiscal
year 1987. Gsa officials said they studied approximately 10,000 of those
vehicles and actually consolidated 3,434 vehicles. In many cases where
GsA had not placed agency vehicles into their IFMs, GSA was awaiting
agency approval of the consolidation action,

The method used by Gsa headquarters officials to identify opportunities
for consolidating agencies’ vehicles during fiscal year 1987 may help
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“_
Reduction of Storage

and Disposal Costs

explain the difference between the number of vehicles identified and
those actually consolidated during fiscal year 1987. The fiscal year 1987
list of planned consolidations included locations suggested by GsA’s
regional staff for possible consolidation, based principally on the Gsa
regional fleet manager’s knowledge of the proposed agencies’ fleets.
Agencies were placed on the list whether or not the agency had
expressed an interest in consolidation.

GSA is using recommendations from a 1987 Vehicle Disposal Panel study
to satisfy section 15307 requirements and has identified actions to take
for each recommendation. The disposal panel report does not show
whether the actions proposed by the panel to improve the disposal pro-
cess would reduce costs. However, officials of agencies indicated that
some actions could improve the motor vehicle disposal process, but
others would have no effect.

Prdblems Noted and
Recommendations Made by
thq Vehicle Disposal Panel

I
i
I
i
\
|
|

Gsa established a multiagency Vehicle Disposal Panel in March 1986,
prior to the passage of Public Law 99-272, to study the vehicle disposal
process. GSA has used the results of the panel’s study to fulfill the
requirements of section 15307 of the law. Participants in the panel
included representatives from the Departments of Agriculture, the Inte-
rior, Justice, and the Treasury, and GSA. The panel reviewed motor vehi-
cle disposal procedures to identify problems or areas of concern. Some
of the agencies participating had expressed dissatisfaction in the past
with the disposal process.

A major concern with the process was the length of time required for
disposal. The prior disposal process for agency-owned vehicles began
when the holding agency declared the vehicles excess for the purpose of
transfer to another agency or available for exchange/sale. If no other
agency took the excess vehicles donated for transfer, they became avail-
able for sale. Exchange/sale vehicles were available for immediate sale
if no other agency desired to purchase them. If the sales proceeds were
not expected to be more than $1,000, the holding agencies could exercise
their “‘small lot sales authority,” which means they could sell the vehi-
cles themselves.

The disposal objectives resulting from the panel’s study were to:
sell all government vehicles within 60 days or less from the date Gsa

receives notice the vehicle is available for sale from the agency, and
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obtain maximum dollar return for each vehicle.

The final report of the Vehicle Disposal Panel, issued on March 27, 1987,
contained legislative, regulatory, procedural, and general
recommendations.

The panel’s legislative recommendation was intended to raise the negoti-
ation limit to a level that is commensurate with the value of the vehicles
in the disposal process. The negotiation limit set by law allows agencies
to negotiate the sale or exchange of their vehicles when the vehicles are
valued at $500 or less. GsA adopted this recommendation and has pro-
posed this as legislation.

The regulatory recommendations would accomplish the following:

Agencies’ small lot sales authority would be raised from a $1,000 pro-
ceeds limit to $5,000.

GSA Regional Administrators’ small lot sales approval authority would
be increased from $5,000 to $25,000.

Agencies would be authorized to conduct auction, spot bid, and fixed
price sales, instead of being restricted to sealed bid sales.

Agencies would receive a simplified guide to assist agency personnel in
conducting small lot sales.

Agencies would be allowed to dispose of vehicles with little value with-
out going through the reportable utilization/donation process, which
requires agencies to declare such vehicles as excess for a period of 60
days and make them available for exchange or sale to other agencies
before reporting them to Gsa for public sale.

The procedural recommendations would require (1) agencies to state
when they do not have the capability to conduct small lot sales; (2) Gsa
regional sales offices to improve the lines of communication with agen-
cies in order to obtain planning information to formulate sales plans,
and to consider the needs and capabilities of holding agencies when
doing so.

The general recommendation proposed establishing permanent sale sites
thereby reducing agencies’ vehicle storage fees.
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Agencies’ Reactions to
GSA'’s Efforts to Reduce
Storage and Disposal Costs

There was much reluctance on the part of agencies we spoke with to
carry out their own small lot sales, and therefore the actions taken by
GsA to facilitate these sales have met with little interest among the
agency officials with whom we spoke. In GSA Region 5! for example, 9 of
10 agencies visited had not conducted small lot sales, and said they
would only conduct them when delayed GsA sales were costing the
agency operating funds. Also, in GSA Region 7,2 only the Fish and Wild-
life Service (Fws) and the Soil Conservation Service (scs) sell vehicles
themselves. However, scs sells the vehicles themselves only because it
costs more to transport the vehicles to the sale than sCs expects to
recover at the GSA auction. FWs only sells its vehicles when GsA has
refused to sell them because the vehicles are in such poor condition.
Finally, in GSA Region 9,2 the Forest Service, the Bureau of Alcohol,
Tobacco and Firearms (BATF), FWS, and the Federal Bureau of Investiga-
tion (FBI), did not want to conduct small lot sales because they said they
did not have the staff to accompany prospective buyers to inspect vehi-
cles, or to attend to the required administrative duties.

‘Region b is headquartered in Chicago, Illinois, and covers midwestern states.
2Region 7 is headquartered in Fort Worth, Texas, and covers southwestern states.

3Region 9 is headquartered in San Francisco, California, and covers western states.
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Actions Executive Agencies and OMB Have
Taken to Comply With the Law

Although Public Law 99-272 does not contain deadlines for compliance
with most of its requirements, all affected agencies have made some
progress to meet the law’s requirements. For example, most agencies
have taken some action to fulfill the requirement for a motor vehicle
monitoring system. However, agencies have made less progress toward
establishing data collection systems that meet the requirements of the
law. Many have said they are waiting for GsA’s final version of the cost
requirements for the data collection systems. Four civilian agencies and
several DOD locations have taken steps to fulfill the cost study require-
ment. Agencies have met their OMB assigned share of the budget reduc-
tion goal of $150 million.

: Each agency has designated an individual or office to be responsible for
quelopment of ] . the establishment and operation of a central monitoring system to pro-
Centralized Monltorlng vide oversight of motor vehicle operations of the agency, as required by
System section 156301. However, plans to establish monitoring systems vary
‘ between agencies. For example, most agencies said they plan to use
existing systems or modified systems to fulfill the centralized monitor-
ing system requirement. About one-third of the agencies had no definite

r plans as to how they will establish monitoring systems when we con-

tacted them.
|
Deéignation of Focal Each agency has designated an official to establish and operate the cen-
Points tral monitoring system required by section 15301. The majority of these

officials hold positions within the agencies’ Fleet Management or Trans-
portation Divisions. Other focal points hold positions in the agencies’
property and equipment management office or in a department level
administrative office.

Table 3.1 summarizes agencies’ plans for their monitoring systems. It
shows which agencies plan to use or modify an existing system to meet
the requirement for a monitoring system and those that did not have
definite plans. Information in the table for the nine agencies whose vehi-
! cles comprise a majority of the fleet is as of January 1988. Information

‘ for the remainder of the agencies is as of June 1987.

Page 18 GAO/GGD-88-40 Federally Owned Motor Vehicles



Chapter 8
Actions Executive Agencies and OMB Have
Taken to Comply With the Law

Table 3.1: Agencies’ Plans for the
Monitoring System Required by Section
15301

Has required
system or will
modify existing Plans for
system to meet system
Agency requirement indefinite

Defense
Army®
Navy?

Air Force?
Marine Corps X
Army Engineers?

Agriculture®

Interior

Energy®

Justice?

Treasury

Transportation® X

Labor

VA X

HHS X

NASA X

State

Commerce

AID

Panama Canal

USIA X

OPM X

EPA X

Peace Corps

GSA2

Total® 16 8

X X 1x

XXX [X{x|x

Anformation as of January 1988,

BTotals include the four military services and the Army Corps of Engineers as separate agencies.

Agencies With Definite
Sy'stem Plans

Several agencies said they plan to use current systems to meet the vehi-
cle monitoring requirements of section 15301. Eleven of the agencies in
table 3.1 plan to use existing systems without modification, to monitor
motor vehicle operations. For example, the Air Force uses its automated
Vehicle Interactive Management System (VIMS) to monitor motor vehicle
use, and NASA utilizes several internal management mechanisms to moni-
tor motor vehicle operations.
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Five agencies with systems that currently monitor motor vehicle opera-
tions said they have plans for future modifications to the systems. For
example, Agriculture and Justice plan to modify their existing motor
vehicle monitoring systems after GSA changes Temporary Regulation
G-48. Agriculture currently uses its automated Equipment Management
Information System to monitor motor vehicle information and predicts
the system will require only minor computer programming changes after
the temporary regulation is changed. Justice’s current motor vehicle
monitoring system is based on the temporary regulation. The system
monitors motor vehicle expenditures on a quarterly basis through on-
site reviews. Once GSA changes the temporary regulation, Justice offi-
cials plan to meet to discuss possible additional functions to be carried
out during the on-site reviews in order for the system to meet the new
temporary regulation’s requirements.

Agencies Without Definite
System Plans

As table 3.1 shows, eight agencies have said they do not have definite
plans for implementation of a motor vehicle monitoring system. Agen-
cies provided us with various reasons for the absence of definite plans.
Two agencies have not established their monitoring systems. One is
waiting to complete its cost study before the monitoring system and the
other is waiting to establish a data collection system (see next section)
before establishing a monitoring system. Two agencies have monitoring
systems decentralized throughout their organization, but had no definite
plan to establish a centralized system in the agency. Other agencies had
not yet formalized plans to establish a monitoring system when we con-
tacted them.

For example, the Department of Labor currently does not have a moni-
toring system for its agency-owned vehicles and uses a monthly report
from GSA to monitor the vehicles it leases from GsA. Labor is waiting to
complete its cost study to determine whether it is cost effective to con-
tinue to use Labor-owned vehicles before it develops a monitoring sys-
tem. The Departments of State and Health and Human Services (HHS)
maintain decentralized monitoring systems and did not provide any defi-
nite plans to develop centralized systems. Commerce and the U.S. Infor-
mation Agency (UsiA) have not developed formal plans for any
monitoring system.
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? : Section 15302 of Public Law 99-272 requires agencies to develop sys-
Data Collectlon tems to identify, analyze, and collect data on the cost of acquisition,
SyStemS operation, maintenance, and disposal of motor vehicle fleets. Generally,

] agencies fall into one of three categories:

+ agencies that plan to modify or create new data collection systems,
+ agencies that plan to use existing systems, and
» agencies that have not yet developed plans for their data collection

systems.

As table 3.2 shows, most of the agencies plan to meet the requirement
by modifying their existing accounting systems or creating new data col-
lection systems when GSA finalizes Regulation G-48. A smaller number of
agencies plan to use currently existing systems, without modification, to
meet the requirement. The remaining agencies were uncertain about the
actions they will take to comply with the requirements of section 156302.
Information in the table for the nine agencies whose vehicles comprise a
majority of the fleet is as of January 1988. Information for the remain-
der of the agencies is as of June 1987.
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Table 3.2: Agencies’ Plans for Data
Collection Systems

Agency

Modity/
create
system

Plans
unknown

Defense

Army?

Navy?

Air Force?

Marine Corps

Army Engineers®

Agriculture?

Interior

Energy?

Justice?

Treasury

X IX X[ X |{X|XiXxX

Transportation®

_f_ébor

VA

X X

HHS

NASA

State

Commerce

AID

EPA

Peace Corps

GSA®

Total®

15

Anformation as of January 1988.

PTotals include the four military services and the Army Corps of Engineers as separate agencies.

Agencies Planning to Use
Existing Systems

Four agencies said they plan to use a current system to capture motor
vehicle costs without modifying the system to meet the temporary regu-
lation’s requirements. Three of the four agencies have determined that
their current accounting or budgeting systems capture the cost elements
required by the temporary regulation. They therefore believe the devel-

opment of a new system would be unnecessary.

For example, officials from the Air Force and the Panama Canal Com-
mission believe the cost elements delineated in the temporary regulation
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are currently captured in the Air Force’s viMs and the Commission’s
Financial Management System. Neither agency has plans to modify or
develop new systems to comply with section 15302.

The Office of Personnel Management (0OPM) obtains most of its vehicles
from GSA’s IFMS. Accordingly, data on oPM’s motor vehicles and the direct
cost of its motor vehicle fleet are captured by GSA’s IFMS cost accounting
system. This system does not capture OpM’s overhead or depreciation
cost, but oPM officials believe they can capture these costs without the
development of a new data collection system.

Agencies With Indefinite
Plans for Developing a
Data Collection System

Five agencies said they do not have definite plans for developing data
collection systems. For example, HHS and State have systems that offi-
cials believe will not require modification once Gsa issues Temporary
Regulation G-48 in final form. Until a final regulation is issued, however,
the officials were not certain what actions, if any, they will take to meet
the temporary regulation’s requirements. In addition, the Agency for
International Development (AID) and USIA officials were uncertain about
the requirements for developing data collection systems. AID officials
were unaware of the requirement that agency data collection systems
include cost elements identified in the temporary regulation. usia offi-
cials were unclear about the cost elements to be included in their data
collection system and said they needed further guidance on the method-
ology to use in developing the required cost elements. Transportation
Department officials also indicated they were uncertain about what the
cost elements would require.

Problems in Developing
Data Collection Systems

Agency officials identified several problems in developing a data collec-
tion system. These result from the requirements in Temporary Regula-
tion G-48 and from normal agency operations. Before Gsa issued the
temporary regulation, federal agencies were not required to separately
identify many of the specific indirect cost elements identified in the tem-
porary regulation. Consequently, agencies were unfamiliar with these
costs and how to collect them. Agency officials expressed confusion
about collecting overhead and indirect costs and questioned the practi-
cality of this. Several of the agencies expressed their concerns directly
to Gsa while others told us they were waiting for GsA to provide further
guidance before deciding whether they could proceed with development
of a data collection system.
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In December 1986, Gsa asked agencies to respond to our comments on
Temporary Regulation G-48. Our comments noted the need for better
definitions of cost elements and instructions to agencies for developing
their data collection systems. Several of the agencies told GsA that they
agreed with us and requested that GsA provide additional guidance to
help the agencies develop their data collection systems.

In addition to these problems with the temporary regulation, several
agencies also cited agency-specific problems that prevented or delayed
development of their data collection systems. For example, AID’s over-
seas missions are responsible for maintaining their own motor vehicle
expenditure systems. Currently, according to AID officials, the quality of
these systems varies among missions. In the missions where the systems
are managed by foreign nationals, AID officials believe these individuals
may find it difficult to implement a system using the cost elements out-
lined in the temporary regulation. Other agencies such as Labor and the
Environmental Protection Agency (EPA) said the expense of developing
data collection systems outweighs the savings that may result.

Agencies are required by section 15305 of the law to conduct a cost
study of their motor vehicle fleets, comparing the costs, benefits, and
feasibility of (1) relying on 1FMS operated by GSa, (2) entering into a con-
tract with a qualified fleet management firm or another private contrac-
tor, or (3) using any other means less costly to the government to
provide their motor vehicle needs.

The law does not specify a study methodology and provides no deadline
for completing the study. Gsa’s Temporary Regulation G-48, suggests
agencies use the cost elements in an attachment to the regulation to per-
form their cost studies and that agencies should consider the provisions
of oMB Circular A-76 “Performance of Commercial Activities” when per-
forming their studies.

| GSA has hired one consultant to prepare a standard statement of work
for agencies to use in conducting their cost studies, and another consul-
| tant to clarify the cost elements to be used in determining agency costs
! for the study. Gsa does not plan to issue a final regulation until the con-
‘ sultant has completed the work to clarify the cost elements. Some agen-
cies have decided to wait for this, but others have chosen to proceed
with their cost studies, using either oMB’s A-76 methodology, or GSA's
original Temporary Regulation G-48. Table 3.3 summarizes the actions

Page 24 GAO/GGD-8840 Federally Owned Motor Vehicles



Chapter 3
Actions Executive Agencies and OMB Have
Taken to Comply With the Law

agencies advised us they have taken to meet the cost study require-
ments. Information in the table for the nine agencies whose vehicles
comprise a majority of the fleet is as of January 1988. Information for
the remainder of the agencies is as of June 1987.

Table é.a: Steps That Agencies Are
Taking to Comply With the Cost Study
Requirement

|
Study Study not
Agency started started

Defense
Army®
Navyy®

Air Force®
Marine Corps X
Army Engineers® x2

Agriculture® X

interior X
Energy® X
Justice®

Treasury

Transportation®

Labor

VA

HHS X
NASA

State X
Commerce

AID

Panama Canal

USIA

OPM

EPA

Peace Corps

GSAP

Total® 8

#ncludes nontactical military vehicles only.

X IX XX |x

x

KIXIXIX [ XIX XX

-
(-]

Ynformation as of January 1988.

“Totals include the four military services and the Army Corps of Engineers as separate agencies.

Agencies’ Actions to
Copduct Cost Studies

Agriculture, Defense, HHS, and State officials said they are going ahead
with their cost studies using the omMB Circular A-76 methodology. The
Department of Energy (DoE) is using Temporary Regulation G-48 as a
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Agriculture

Health and Human Services and
State

basis for its cost study. (See chap. 2 for a discussion of the temporary
regulation’s guidance, and app. I for legal opinion concerning using A-76
to conduct cost studies.) The circular sets out the policy for commercial
sector performance of a government operated commercial activity. It

says, whenever commercial performance is permissible (in accordance
with the circular and its supplement) a comnarison of the cost of con-

Vil LAY VR L aaia Qe AUS DU rAvALITALY ) G VAR PR AU A el VUASY A LR

tracting and the cost of in-house performance shall be performed to
determine whether the private sector or the government will do the
work,

Because an A-76 study is an established method for carrying out studies
comparing the cost of government operations with the private sector,
some agencies interpret the cost study requirement of Public Law
99-272 as requiring an A-76 study. Agriculture has started an A-76
study of its motor vehicle fleet. Agriculture is using the A-76 guidance
to determine the in-house cost of its motor vehicle fleet and has pre-
pared the Performance Work Statement/Statement of Work required by
the A-76 process. Agriculture plans to solicit bids to operate its motor
vehicle fleet from Gsa, as well as private contractors. The deadline for
offers will be July 1, 1988. Agriculture plans to evaluate all offers and
to decide about an award by January 1, 1989.

The Armed Services have made a number of A-76 studies, and some
studies have included their motor vehicle operations. DoD officials repre-
senting the Army, Air Force, and Navy said they will use the A-76 study
process to fulfill the cost study requirement of Public Law 99-272. The
Navy is also considering Reserve Officer Training Corps and Naval
Reserve Readiness Command unit vehicles as potential candidates for
consolidation.

The Army is in the process of conducting consolidation studies instead
of cost comparison studies, which had been allowed by Temporary Reg-
ulation G-48 prior to a recent change in the temporary regulation. The
Army plans to transfer the majority of their continental U. S. motor
vehicle fleet to Gsa by 1991 through a program initiated in fiscal year
1986.

HHS and the State Department have completed or are in the process of
completing A-76 studies on a portion of their motor vehicle fleets. At the
Public Health Service bureaus—the only HHS bureaus that own motor
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vehicles—officials are in the process of conducting A-76 type studies of
their fleets. State has recently completed an A-76 study on about one-
third of the Domestic Operations’ motor vehicle fleet.

The cost study effort at DOE has been decentralized. DOE’s headquarters
sent cost study instructions, including sample bids and statements of
work, to each DOE field location. At the larger locations, DOE officials
were instructed to study the cost of DOE vehicles at that location, com-
pared to the cost of vehicles provided by a private sector company and
GSA’s IFMS. According to DOE officials, at locations possessing smaller
fleets, where a large cost study could not be justified, officials compared
the cost of current operations to the use of the private sector using Gsa
Federal Supply schedules rather than soliciting bids from contractors.
DOE completed cost studies at 70 of its 76 locations as of December 31,
1987.

Agéncies Are Delaying
Their Cost Studies
|

|
\
|
i

IFMS Vehicles

While some agencies are moving ahead on their cost studies, many more
are delaying until GSA completes Temporary Regulation G-48 and the
standard statement of work. While waiting until Gsa issues the state-
ment of work before starting its cost study, Commerce will be verifying
inventory, gathering cost data, and determining future motor vehicle
requirements. The Departments of Treasury and Transportation are also
waiting for GSA’s statement of work. NAsA has halted cost study efforts
until GSA decides the cost elements that could be used in the cost study.
NASA plans to use GsA’s statement of work as a guide for its cost study,
but believes that it will have to be modified in order to take into account
NASA's special requirements. The Veterans Administration (va), the
Department of Justice, EPA and Labor are all waiting for the final ver-
sion of Temporary Regulation G-48 from GSA before they devote the time
and resources to their cost studies.

Agencies which now obtain their vehicles from Gsa’s IFMS are uncertain
what they must do to satisfy the study requirements of Public Law
99-272. According to the law, the cost of all options for obtaining motor
vehicles must be compared. This means comparing the current method
of obtaining vehicles from IFMS to the agency’s in-house motor vehicle
costs, as well as to the cost of obtaining vehicles from the private sector.
However, the cost of obtaining motor vehicles from IFMs must be com-
pared to the private sector. Agencies that now rely on Gsa’s 1Fms for a
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OveLﬂeas Vehicles

Iﬁafsing Concerns

|

Special Purpose Vehicles

|
c

|
|
|

large portion of their motor vehicle fleet have said that Gsa should com-
pare the cost of IFMS vehicles to the private sector and provide the
results to the agencies. GsA agreed to do so, or ensure they are studied by
their customer agencies.

Agencies with large numbers of vehicles overseas say they will have dif-
ficulty complying with the cost study requirements of the law. Agricul-
ture, State, UsIA, the Peace Corps, the Panama Canal Commission, and
AID have told us they anticipate problems because GSA’s IFMS vehicles are
not available overseas and, in most cases, there are few private contrac-
tors operating overseas, especially in Third World countries. This elimi-
nates the possibility of a cost comparison study for these agencies at the
majority of their overseas locations.

Several agencies have told us they cannot easily change their mode of
vehicle fleet operation if a cost study should indicate that it is less
expensive to use another means of vehicle fleet management. For exam-
ple, the military services are restricted to a 18-month lease period with
the private sector for any service, including motor vehicle operations.
This may prevent the services from obtaining the lowest price possible
on motor vehicle contracts with the private sector because contractors
would have to recoup their costs over a relatively shorter period. The
services have also said that war-time mission requirements may compel
ownership of motor vehicles in certain cases. Justice and Treasury offi-
cials have said they believe they need to own their law enforcement
vehicles, even if it is less expensive to lease, because they do not believe
that they would receive sufficient support from Gsa or a private contrac-
tor for these vehicles’ special needs.

Agencies, such as NASA and Agriculture, own special purpose vehicles in
addition to general purpose vehicles. Vehicles that Gsa agrees are special
purpose vehicles are excluded from the requirements of Public Law
99-272. NASA and Agriculture believe their cost studies should recognize
that the cost of special purpose vehicles and related facilities will con-
tinue even if general purpose vehicles are obtained from Gsa or a private
contractor,
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OMB'’s responsibilities under Public Law 99-272 include the budget reduc-
tion goal totaling $150 million it directed agencies to make by fiscal year
1988. In addition, agencies are to provide oMB with data on total obliga-
tions and outlays for motor vehicles for the past and current budget
years, beginning with their fiscal year 1988 budget submission, and to
submit justifications for new and existing motor vehicle operations.

Reductions in Budget
Outlays

To satisfy the requirement to monitor agency budget reductions, oMB
issued Bulletin 86-17. The bulletin tells agencies how to report their
progress in achieving, by fiscal year 1988, their share of a $150 million
reduction goal from the amount requested in the President’s fiscal year
1986 budget for vehicle operations, maintenance, leasing, acquisition,
and disposal. To administer the $150 million goal reduction, OMB used a
formula which allocated the reduction to the agencies taking into
account the number and types of vehicles and total vehicle costs. Table
3.4 shows each agency’s share of the $150 million reduction.
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Table 3.4: Agencies’ Share of the $150
Million Reduction

(Dollars in milions)

Agency Reduction
Defense B $85.947
Agriculture o 17.148
Interior o 13893
Energy B 7405
Justice - - 5.924
Treasury o 3549
franspor'iat—ic;ﬁwA rrrrrr 3.626
Labor - 2324
VA . M-—“M—_E—.{B‘é
HHS 1.749
NASA - 1.591
State 1.104
Commerce - o 838
GSA - )
AID 433
Panama Canal Commission .368
USIA .308
OPM 204
EPA .186
Peace Corps .166
Total® $150.000

3Total rounded

In achieving the $150 million reduction, agency officials acknowledged
that the law required them to give priority to making reductions in
headquarters expenditures, but they said few if any reductions were
made in headquarters. For example, agency officials at Agriculture,
Commerce, State, and NASA explained that their headquarters fleets

were too small to absorb any reductions in size.

The $87 million reduction agencies reported they achieved in fiscal year
1986 represents about 60 percent of the total. The combined fiscal year
1986 actual and 1987 estimated reductions total $166 million, or $16
million more than the $150 million goal established by Public Law

99-272. See table 3.5.
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Table 3.5: Agency Motor Vehicle Budget
Reductions as Reported to the Office of
Management and Budget

2 —

" Reductions® in

fiscal year
President’s Motor
FY 86 vehicle
budget reduction
Agency request goals 1986 1987
Defense $740 $86  $23  $56
Agriculture 136 17 14 11
Interior 131 14 10 2
Energy 85 7 5 4
Justice 91 6 19 0
Treasury 44 4 4 0
Transportation 37 4 2 1
Labor 16 2 2 b
VA 17 2 2 0
HHS 15 2 b 1
NASA 12 2 2
State 39 1 0 1
Commerce 8 1 1 1
GSA 8 1 1 1
Other 27 2 2 1
Total $1,406 $150°  $87 $79

21986 reductions are actual reductions white 1987 are estimated.
®Reduction of $500,000 or less.

“Total rounded.

Justifications to Be
Included With
Appropriation
Submissions

[

Under Public Law 99-272, OMB must summarize agencies’ budget justifi-
cations accompanying their appropriation submissions. oMB’s Bulletin
86-17 directed agencies to submit total motor vehicle acquisition, main-
tenance, leasing, operation, and disposal costs, including obligations and
outlays incurred for the previous completed fiscal year. Starting with
the agencies’ fiscal year 1988 appropriation request and in each suc-
ceeding year, agencies are to submit an estimate of motor vehicle costs
for the current and succeeding fiscal year. oMB published this informa-
tion in its report to Congress entitled The Management of the United
States Government, Fiscal Year 1988. In addition, OMB has required
agencies to justify in their fiscal year 1989 budget submissions why
agencies’ current and new motor vehicle acquisition, operation, mainte-
nance, leasing, and disposal activities cannot be met through GsA's IFMS,
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a private sector fleet management firm, or another method less costly to
the government.
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GAO Legal Opinion Regarding Use of A-76 to .
Perform Cost Studies

Question:

Does section 15305 of Public Law 99-272 require executive agencies to
conduct Office of Management and Budget (oMB) Circular A-76 cost com-
parison studies when comparing the agencies’ current motor vehicle
operations with a qualified fleet management firm or other private
contractor?

In our opinion, section 15305 does not require executive agencies to per-
form omB Circular A-76 cost comparison studies to fulfill the require-
ments of the Act.

Section 15305 is among several sections enacted as part of title 15, sub-
title C of the Consolidated Omnibus Budget Reconciliation Act of 1985,
Public Law No. 99-272, 100 Stat. 82, 336-37 (1986) (the Act), (see ch. 2
and 3 for specific requirements of other sections). This section directs
agencies to conduct a comprehensive and detailed study of the costs,
benefits, and feasibility of meeting motor vehicle operation, mainte-
nance, leasing, acquisition, and disposal requirements through (1) GSA’s
IFMS, (2) a contract with a qualified fleet management firm or another
private contractor, or (3) any other means less costly to the government.
GSA’s Temporary Regulation G-48 directs agencies to base their study on
the full costs of operation (using the cost elements specified by GSA in its
regulation) and to consider the provisions of OMB’s Circular A-76 “Per-
formance of Commercial Activities.”

Some agencies have interpreted the cost study requirement of Public
Law 99-272 as requiring an A-76 study. For example, the Department of
Agriculture plans to solicit bids under the A-76 process for its motor
vehicle fleet. Gsa, as well as private contractors, will be asked to bid on
the operations of Agriculture’s entire fleet. Agriculture plans to evaluate
all offers and to award or cancel the solicitation by January 1, 1989. See
chapter 3 for other examples of agencies using A-76 as a basis for con-
ducting cost studies required by Section 15305 of Public Law 99-272.

P]&(ecutive Agency
Discretion to Use A-76 to
Conduct Studies

The limited legislative history regarding the motor vehicle expenditure
control provisions set out in the 1985 act generally reveals the congres-
sional belief “that significant savings can be achieved by finding more
efficient means to acquire, operate, maintain, and dispose of motor vehi-
cles in Federal agencies [than those which exist] ....”” H. R. Conf. Rep. No.
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(014016)

453, 99th Cong., 1st Sess. 674.! This history points to the fact that
“there are insufficient data on current costs of fleet management to
mandate specific dollar savings ..., [as] [t]he government’s accounts do
not separately identify the specific cost of motor vehicles acquisition,
operation, maintenance, and disposal, ..."”” and suggests that specific cost
reduction goals be established by the President and, to the extent possi-
ble, complied with by agencies. The reporting requirements are set forth
in the act “to assure that Congress will be fully informed not only of the
projected savings in future budgets, but also progress in meeting estab-
lished goals....”

Essentially, section 15305 is a study requirement designed to provide
agencies and Congress with information relevant to agency motor vehi-
cle requirements. The statute itself does not specify a method for com-
piling cost data or conducting the study for purposes of this
requirement. Similarly, the legislative history makes no mention of OMB
Circular A-76 or any other method for comparing costs. Hence, there is
no indication in the legislative history that Congress intended agencies
to carry out an elaborate cost analysis or to have the cost analysis result
directly in a contract award as envisioned by the A-76 process. Although
we would not object, as a legal matter, to an agency’s decision to utilize
the time-tested formulae of the oMB Circular A-76 Supplement in any
section 15305 cost analysis, we find no indication that such procedures
are required either by the plain language of section 15305 or its legisla-
tive history.

This conference report was rejected for other reasons by the House of Representatives on December
19, 1985. (See H. R. Res. No. 349, 99th Cong., 1st Sess., 131 Cong. Rec. H13291 daily ed. Dec. 19,
1985.)
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